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This working paper by Levy Institute Research Associate Lekha S. Chakraborty examines gender-responsive budgeting as a fiscal innovation in the context of India-the transformation of a new concept into tangible processes, resources, and institutional mechanisms in which a benefit meets identified problems.
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INTRODUCTION
Gender-responsive budgeting (GRB) is a fiscal innovation-based policy. Innovation is defined as a way of transforming a new concept into tangible processes, resources and institutional mechanisms in which a benefit meets identified problems. GRB is a fiscal innovation in that it translates gender commitments into fiscal commitments through the application of a "gender lens" to the identified processes, resources and institutional mechanisms of the budget process; and arrives at a desirable benefit incidence. Theoretical treatment of gender budgeting as a fiscal innovation is not incorporated in this paper, as the scope of this paper is broadly on the processes. GRB as an innovation has four specific components: knowledge processes and networking; institutional mechanisms; learning processes and building capacities; and public accountability and benefit incidence. This paper analyses these four components of GRB in the context of India and also highlights a few sectoral processes before arriving at policy conclusions. GRB is emerging as a significant socio-economic tool for transparency and accountability by analyzing budgetary policies and identifying their effects on gender development. It has two inevitable dimensions: equity and efficiency. It is a misnomer that GRB refers to making separate budgets for women. It is also wrongly interpreted as the earmarking of funds for gender development. GRB is defined as an analysis of the entire budget process through a gender lens to identify the gender differential impacts and to translate gender commitments into budgetary commitments.
Can all public expenditure be gender partitioned? Does investing in public infrastructure prove to have more impact on the poor -especially women -than allocations designed through specifically targeted programs? Does economic growth, per se, translate into better gendersensitive human development? Has the contribution of women to the economy been properly analyzed and fiscal services been designed to redress the capability deprivation of women in the unpaid care economy? These are several crucial questions that make GRB inevitable as a fiscal innovation.
In India, the crucial players of these innovative processes have been UN Women and the
Ministry of Women and Child Development (MWCD) in collaboration with the National
Institute of Public Finance and Policy (NIPFP), and the Ministry of Finance. The process of GRB began in the year 2000-01 in India. This paper examines the contributions of these major players to the four distinct components of GRB innovation mentioned above.
KNOWLEDGE BUILDING AND NETWORKING
Investing in research on GRB was crucial for India in 2000, when the new concept not yet sufficiently defined to contribute to public policy. GRB thus began in India with knowledge building and networking at a time when no GRB models existed in the context of developing countries. It was pertinent to invest in research on developing an approach and tools in which a gender lens could be applied to government budgets. In 2000, the Government of India and UN Women took the initiative to commission a research study by the National Institute of Public Finance and Policy (NIPFP). This research received national and international attention in terms of its effectiveness in research and public policy. An IMF paper by Stotsky (2006) highlighted the significance of this study by providing models linking fiscal policy to gender development. UN Women (2012) in an evaluation study on gender budgeting highlighted the effectiveness of the NIPFP study by providing research inputs and supporting the institutionalization of gender budgeting in the country within the Ministry of Finance. The GRB Evaluation Study also highlighted that this study by the NIPFP was the most comprehensive GRB study in the region that they had seen over the course of the GRB evaluation period from 2000-2011.
The role of the NIPFP in the process of GRB as an innovation was multifold. First, it provided an analytical framework and models to link fiscal policy stances to desired gender development. Second, the research institute served as the nodal agency to provide policy inputs in the process of institutionalization. Third, it served as the coordinator and facilitator for capacity building for the sectoral budgetary processes of GRB. Fourth, it highlighted the need for accountability processes.
To provide an analytical framework for gender budgeting, the NIPFP study constructed a model to link fiscal policy to gender development. This pioneering study analyzed the link between public spending on public education and health, and gender development, showing the positive effects of such spending on the indicators of gender inequality. This approach was significant for the gender budgeting initiative, as it took the existing debate of economic growth viewed in isolation into the realm of how it translates into human development. The analysis highlighted the limited scope of trickledown effects of economic growth-promoting strategies and emphasized the role of fiscal policy in gender sensitive human development.
The major challenge in the initial stage of gender budgeting in India stemmed from the debates on public policy and gender in relation to the "Women Component Plans (WCP)," designed as part of the government's Ninth Five-Year Plan on Women's Empowerment, which had not resulted in the intended outcomes. The WCP, which earmarked 30 percent of all developmental programs and schemes for women, was designed as a tool to bring about women's empowerment, which was one of the objectives of the Ninth Five-Year Plan.
To identify the limits of WCP, the NIPFP study was carried out in an attempt to analyze the whole budgetary process through a gender lens. It concluded that WCP would have been more effective had there been a differential targeting of public expenditure emanating from the identification of appropriate programs for women across sectors. In other words, reprioritizing public expenditure based on a generic list of appropriate programs and policies for women might be more effective than ad hoc homogenous targeting of 30 percent across sectors. Yet another challenge of gender budgeting in India was to establish the need for specifically targeted programs for women. A study by Fan et al. (1999) noted that public expenditure on public infrastructure has a greater impact on poverty reduction than specifically targeted programs. This is one step away from suggesting that, if gender concerns can be integrated, there is no need for gender budgeting in terms of specifically targeted programs for women. This generates debate on "specifically targeted programs for the poor" versus "infrastructure programs," particularly in terms of gender budgeting. It is to be noted that women have both practical needs and strategic needs. Investment in infrastructure can catalyze the fulfilment of the practical needs of women, but gender budgeting is also required for addressing the financial allocation and implementation issues related to the strategic needs of women.
In terms of mainstream public expenditure and gender budgeting, the debates often threw up an intriguing question. Can all mainstream public expenditure be gender partitioned?
While it is debatable as to whether public goods and services that are non-rival and nonexcludable in nature, such as defense, can be amenable to gender partitioning, many other areas of public expenditure also have differential impacts on the two sexes. It is all the more relevant to note that these issues of non-rivalry and non-excludability may not only apply to gender, but also to other disadvantaged sections of the population, such as those of a different race or socioeconomic group.
The interface between gender and ethnicity is an impending issue and it is therefore compelling to promote gender budgeting on the assumption that "all women are not equal".
Public expenditure on infrastructure such as roads, irrigation, energy, water and sanitation, science and technology, etc. has intrinsic gender dimensions. It becomes important to examine the infrastructure budgets-such as energy, technology and transport-that are assumed to be "gender-neutral." Analysis of public infrastructure budgets would not only reveal the differing needs of and constraints on women's and men's lives and productive roles, but would also help to reveal the inefficiencies of existing allocations, which may not be adequately reaching women and men.
Yet another dimension of the GRB process in India was to provide thrust to the unpaid care economy, which is statistically invisible. Conceptually, the allocation and efficiency of time spent in the unpaid care economy has repercussions on the market economy. However, effective policies in terms of the care sector have yet to be adopted.
Analytical Matrices and Methodology of Gender-responsive Budgeting in India
The analytical matrices and methodologies on GRB have not undergone any changes over the 2000-2011 period. Broadly, they can be categorized into ex-post and ex-ante methodologies.
The ex-post methodology focuses on existing budgets at the national and subnational budget levels, which are analyzed through a gender lens to examine their effectiveness on outcome.
This ex-post methodology has two components: the gender intensity of fiscal inputs, and the effectiveness of public expenditure through benefit incidence analysis or expenditure tracking processes. Analytical matrices for categorizing public expenditure through a gender lens were identified as follows:
i.
Specifically targeted expenditure to women and girls;
ii. Pro-women allocations, which are the composite expenditure schemes with a significant women's component; and
iii.
Residual public expenditures that have gender-differential impacts.
It was further suggested that (i) and (ii) categories be classified according to the "nature"
of programs, such as protective and welfare services, regulatory or institutional services, empowerment services and social services. The studies showed that most of gender-related public expenditure falls under protective and welfare services, which reinforces the patriarchal thinking in framing policies for women. In terms of budget allocations, programs such as employment programs, and microfinance, among others, were negligible in nature.
However, segregation of gender-specific allocations in the budget by introducing a new budget head of account is yet to be considered. Gender disaggregated public expenditure benefit incidence analysis (BIA) involves the measurement of the unit cost of providing a particular service and the number of units utilized by the gender. The paucity of gender disaggregated data on services utilized constrains such BIA for a variety of public services. Furthermore, theoretically, not all public goods and services can be gender partitioned.
The policy series of ex-post gender budgeting analysis based on this methodology was The lack of data disaggregation by gender on tax revenue thwarted the detailed analysis of the tax aspects of gender budgeting to a considerable extent. However, looking at the income tax rules documents through a gender lens in yet another study, the only one tax exemption identified for women is under Section 88C.1 This tax exemption only marginally affects women in India since only four percent of economically active women are employed in the formal sector. Furthermore, Section 88C has now been discontinued. An International Development
Research Centre (IDRC) funded study carried out by the NIPFP examined the direct and indirect tax as well as the tax incidence analysis through a gender lens (Chakraborty et al. 2010 ).
Fiscal Federalism, Decentralization and Gender-responsive Budgeting
With the advent of fiscal decentralization, the scope of determining gender equality within federal settings has been analyzed in a cross-country project commissioned by UN Women New
York. This NIPFP study explored the possibilities of integrating gender perspectives at the local level, comparing India with four other countries: Philippines, South Africa, Morocco and Mexico. 1 This carries a significant challenge due to the dominance of elite groups across economic jurisdictions and their influence and control over financial resources and in the public expenditure decisions related to the provision of public goods and governance, or the "elite capture."
Yet another concern is whether gender considerations should be incorporated in intergovernmental fiscal transfers. An argument which refutes the possibility of gender in fiscal transfers is that fiscal transfers -especially unconditional transfers -are meant to offset the fiscal disparities, and therefore, it is desirable to keep the formula-based intergovernmental transfer simple and free of perverse incentives. A working paper published by the Levy Economics Institute (Chakraborty 2010c) argued that given the disturbing demographic facts of the precipitous decline in the sex ratio for children in the under-6-years-of-age group, especially in some of the prosperous states of India, there can be no valid objection to using central transfers for this purpose. The paper suggested that a simple method for this could be to introduce some weight for the female population or a child sex ratio in the tax devolution formula of the Finance Commission, as well as the Gadgil formula 2 for the allocation resources and planning at state level.
The inclusion of a gender inequality index in the transfer formula however may not result in the intended results, as the variables included in the index may neutralize each other.
However, the gender criterion has yet to find a place in policy making in the context of fiscal federalism in India. The Fourteenth Finance Commission was constituted in India in early 2013, and its perspectives about integrating gender in intergovernmental fiscal mechanisms are yet to be known.
Institutionalization and Governance of Gender Budgeting in India
Institutional innovations are an integral part of any new process. The process of institutionalization for GRB was iterative. The Ministry of Finance, Government of India, began to own the process of GRB in multiple phases. The paucity of institutional mechanisms to conduct GRB has been identified at the later stages. To begin with, the inclusion of a chapter on In 2007, a charter for gender budget cells was published, which specified their functions and bureaucratic composition. The charter specified that the GBC was to be composed of midto senior-level officers from the planning, policy, co-ordination, budget and accounts divisions of the concerned ministries, and was to be headed by an officer no lower than the rank of a Joint
Secretary.
In 2008, NIPFP organized only two capacity building initiatives. In co-operation with UNFPA and UN Women (New York), NIPFP trained United Nations officials and other stakeholders of Asia Pacific, Arab and CIS/CEE countries. At the subnational level, UNFPA organized a four-day training program with NIPFP for capacity building training for the Government of Rajasthan to undertake gender budgeting. It should be noted that the NIPFPthe GRB pioneering institute of the country -had no direct involvement in training officials across ministries and sectors within the government in the second phase of capacity building, except the two training programs mentioned above.
ACCOUNTATIBILITY MECHANISMS
The accountability mechanisms for gender budgeting processes in India are yet to be cemented. 
Benefit Incidence.
Accountability mechanisms also relate to monitoring the outcomes. Effectiveness of public spending can be captured through benefit incidence. The benefit incidence analysis (BIA) is a relatively simple and practical method for estimating distributional impact of public expenditure on gender. BIA can also be conducted across different demographic and socioeconomic groups.
BIA involves allocating unit cost according to individual utilization rates of public services.
BIA identifies how well public services are targeted demographically across gender, income quintiles and geographical units. However, the gender disaggregated public expenditure benefit incidence analysis has yet to be conducted within ministries to analyze the differential impact of public expenditure on gender. This was one of the policy directives recommended by the 2004
Lahiri Committee. However, BIA research studies have been done for selected sectors like health (For details see Chakraborty [2008] and Chakraborty [2006b] ), though such studies are also rare in the context of India.
GENDER-RESPONSIVE BUDGETING CASE STUDIES AT SUBNATIONAL LEVEL
Relatively successful cases of gender budgeting can be documented from the state levels, in categories, the study found that almost the entire amount went to wages and staff salaries (the share went up during the 1990s). This left very little for expansion or improvement of services.
CONCLUSIONS AND RECOMMENDATIONS

Challenges and Lessons Learned
1. It is relatively easy to identify specifically targeted programs for women based on the budgets. However, these form less than 1 percent of total budget. Therefore, the real challenge of the gender budgeting exercise lies in the analysis of the remaining 99 percent of the budget through a gender lens.
2. Gender disaggregated benefit incidence analysis can be a useful tool for analyzing the distributional impacts of public expenditure across gender.
3. Another area of policy concern is the use of time budgets and integrating the unpaid care economy into fiscal policies. Chakraborty (2008a and 2008b) analyzed the implications of time-use statistics for fiscal policy making, especially investment in public infrastructure, for example the water sector.
4. Equally important is integrating gender into monetary policy making. Domestic financial deregulation policies could have gender differential effects; however, hardly any study captures these effects, especially in the credit market.
5. Despite the growing recognition of fiscal decentralization in gender development, and its gaining prevalence in public policy making, there have been relatively few attempts to implement fiscally decentralized policies for development in the area of gender.
Decentralized gender budgeting is important especially, when almost all states' major components of their social sector allocations are at the subnational level.
6. The analysis of the revenue side of gender-responsive budgeting is at the embryonic stage due to the lack of gender disaggregated tax data, namely direct tax, and indirect tax user charges.
Recommendations
The major recommendations for the sustainable process of gender budgeting are as follows:
1. Sectoral initiatives on gender budgeting need to be given emphasis.
2. The gender differential impacts of direct and indirect taxes need to be analyzed.
3. The attempts to frame policies to integrate the unpaid care sector in GRB need to be given priority.
4. The institutional mechanisms for GRB need to be strengthened, 5. Open a new head in the budget classification dedicated to "gender development."
6. Integrate gender budgets into outcome budgets.
7. Build gender disaggregated data.
The broad conclusion is that gender-responsive budgeting, though it began as a promising fiscal innovation in India, has not translated effectively into policies that impact on women. GRB is not primarily an issue of additional resources for gender development, nor is it confined to specifically targeted programs for women. Gender-responsive budgeting is making the entire budgetary exercise more responsive to gender issues. India should deepen the genderresponsive budgeting process by reprioritizing the policies related to planning and budgeting through a gender lens to effectively translate them into better gender development.
